Abstract This paper explores the increased complexity that school-based management introduces between schools and their external environments, and considers how principals respond. The two cases reported here reveal that principals rely on different sources of legitimacy in making two kinds of decisions. Factual decisions legitimize principals' use of legal and bureaucratic control without requiring the investment of much social capital.
3 improvement and relies on the redistribution of decision-making authority as the primary means through which improvements might be stimulated and sustained.
The decentralization of decision-making authority varies across school districts. Programs differ on a number of dimensions: degree of authority delegated, domains over which schools exercise discretion, and who is involved on decision-making bodies (David, 1989; Malen, Ogawa & Kranz, 1990) .
Focusing on the issue of who possesses the authority to make binding decisions, Wohlstetter and Odden (1992) and Murphy and Beck (1995) identify three basic models of sitebased management. The first treats principals as chief executive officers with broad discretion; school councils, if they operate, largely serve an advisory function. The second model marks teachers as the dominant actors on school councils. The third lodges control of site councils largely in elected or appointed representatives of schools' surrounding communities. Leithwood and Menzies (1998) add a fourth model where principals and teachers exert equal influence on site councils.
A key issue that resonates throughout the literature on site-based management in the U.S. concerns its impact on conditions in schools that are linked to academic performance. Several authors have concluded that, while site-based management may have changed governance processes, it often fails to alter relations among participants (i.e., principals, teachers and parents), only temporarily enhances morale, does not improve the quality of decision making and planning, and fails to increase instructional adaptation and innovation (Malen, Ogawa & Kranz, 1990 ).
In the face of these less than heartening results, analysts continue to consider how and under what conditions site-based management enhances schools. Some posit that the failures of 4 site-based management can be attributed to its incomplete implementation; others continue to seek examples of schools that have implemented the full model (Malen, 1992) . Wohlstetter and Mohrman (1996) , for example, identify six strategies that can enable site-based management to affect teaching and learning: (1) Dispersing power throughout the school's stakeholders; (2) Making professional development an on-going, school-wide activity; (3) Disseminating information widely; (4) Rewarding both individual and group contributions to school-wide goal attainment; (5) Selecting principals with proven abilities to lead and delegate; and (6) Adopting a clearly stated vision for curriculum and instruction.
Role of principals
Studies that examine principals of site-managed schools emphasize the role transitions that principals make and the types of leadership they provide in these settings. With the delegation of decision-making authority to the site level and the involvement of teachers and parents on site councils, principals struggle to redefine their administrative roles. They have to let go of some functions and learn others (Bredeson, 1993) , confront ambiguities and uncertainties in developing working relations with stakeholders (Malen, 1992) , and attempt to maintain certain prerogatives, even challenging the rights of teachers to assume new decision-making responsibilities (King, 1993) .
The findings of research on how principals lead in restructured contexts parallel the findings of research on strategies that enhance the capacity of site-based management to affect instruction. Principals use facilitative power by managing resources, providing regular feedback and reinforcement to teachers, and facilitating communication (Goldman, Dunlap & Conley, 1993) .
School restructuring calls for a "transformational" form of leadership, where principals articulate a vision, foster acceptance of group goals, convey high performance expectations, provide 5 appropriate models and intellectual stimulation, and offer individualized support and establish contingent rewards (Leithwood, 1994) .
Emphasis on internal dynamics and conditions
Research on site-based management has focused on the interior of schools, revealing its limitations and identifying strategies and leadership practices that may enhance its effectiveness and overlooked the relationship between schools and their external environments. With the devolution of decision-making authority, local schools may now be more directly accountable and/or responsive to external individuals and groups. For example, one study describes how the efforts of schools in a decentralized system paid off in surrounding communities by providing coordinated children's services (Smylie, Crowson, Chou & Levin, 1994) by establishing new, school-community connections. Another study of a more conventional restructuring program found that principals employed outside networks to link their schools' staffs to activities and possibilities in the environment (Goldman, Dunlap & Conley, 1993) .
In the text that follows, we examine more closely how site-based management in the U.S.
has changed relationship between schools and their surrounding communities. We pay particular attention to the impact that the increased complexity of these relations has on the role of principals.
Methodology
This article is based on data collected for a larger study comparing administrative practices in English-speaking nations' K-12 public schools or their equivalent. While site-based management was not the central focus of the larger study, all of the countries--Australia, Canada, Great Britain, and the United States--were engaged in decentralizing schools. Two schools located in the U.S. were selected for this report because their principals successfully negotiated shared decision-making processes by building networks of relationships.
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Interviews, documents, and observations provided the data. Interviews were conducted with the principals, an associate superintendent, a superintendent, teachers, a parent from each site, school site council members, school board members, business men in the area, a social worker, a law enforcement officer, and a church official. Documents included school manuals, handbooks, calendars, news releases, and other written materials that related to school management.
Observations, which were conducted during brief periods of time on each campus, involved shadowing each of the principals for two half-days and attending one school site council meeting at the high school.
Orienting concepts
Our analysis of the two cases suggests that schools and their principals employ two alternative approaches to legitimizing decisions made at the site level. The first relies on bureaucratic control, emphasizing the rational aspects of decision making. The second expends social capital, relying on the support and consensus of social networks.
Bureaucratic control
The administrative search to reconcile decision making with responsibility and accountability has led to site-based management. Site-based management moves decision making to the school site, decreasing central office control and enabling educators most knowledgeable about local issues to make decisions about key issues. This places principals at a critical juncture, for they are often responsible and accountable for decisions made at the school site.
Decisions are based on one of two types of premises: factual or value (Simon, 1957) .
Decisions based on factual premises can be evaluated as correct or incorrect in an objective and empirical sense. For example, decisions about bus schedules can be based on such objective data as geographic concentration of families, distance to the most proximate school and time of travel.
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In contrast, the terms correct or incorrect are inapplicable to decisions based on value. For example, objective data contribute little to determining how the Vietnam War should be treated in history classes. The decision will depend upon the value premise selected and not on a universally accepted criterion of right or wrong.
Decision making is becoming increasingly complex for principals of site-based managed schools in the United States. They are confronted with increasingly diverse communities and political pressures arising from policy initiatives at local, state and federal levels. In response, school organizations have grown in size and complexity and become increasingly bureaucratic, calling for decisions based on the rational appraisal of alternatives. The more specialized and complicated the context has become, the more the "personally detached and strictly objective expert" is called upon, rather than the social expert who is "moved by personal sympathy and favor, by grace and gratitude" (Gerth & Mills, 1946, p. 216) .
In seeking ways to make their decisions acceptable to stakeholders with widely varying opinions and values, principals often find that bureaucratic rationality escapes their grasp. In such instances, principals rely on "social capital" to legitimize their efforts.
Social capital
In contrast to the objectivity and impersonality of bureaucratic control, social capital is found in personal relations and networks of relations and is depended upon for resources and support because of its social structural property.
The social structural property consists of social ties between group members (Driscoll & Kerchner, 1999; Smrekar, 1996) in both horizontal and vertical relationships (Putnam, 1993) .
Horizontal relationships are those among relative equals; vertical relationships are those among individuals with differing status in which one partner is advantaged over the other (Putnam, 1993) .
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The total network may be thought of as a web where each member is embedded (Granovetter, 1985; Woolcock, 1998) . Action is inherently enmeshed in the social relations of one configuration or another (Granovetter, 1973) .
The strength of interpersonal ties among and between individuals is determined by the amount of time, emotional intensity and reciprocal services which characterize the tie (Granovetter, 1973) . "Weak ties are more likely to link members of different small groups than are strong ones which tend to be concentrated within particular groups" (p. 1376). The social capital value of a particular network is based on the network's form and content (Burt, 1997) . The richness of a network lies in the presence of horizontal or vertical relationships or both, the relative strength of both types of ties, the strength of interpersonal ties within the network, and the density and extensiveness of the web that the network creates.
Social capital takes many forms: reciprocal obligations and expectations of one another held by members of a social group, the potential for information that inheres in social relations, the existence of effective norms and sanctions that may encourage some sets of behavior, and authority relationships within an organization (Coleman, 1988; Driscoll & Kerchner, 1999) . Social capital is also available when someone transfers the rights to control actions to someone else (Coleman, 1988; Driscoll & Kerchner, 1999) .
Strengthening public schools' social capital provides a valuable resource for enacting school leadership. Principals can provide leadership by connecting schools to neighborhoods and cities in instrumental and interpersonal ways. These connections may both improve school performance and link school improvement to neighborhood improvement (Driscoll & Kerchner, 1999) . As Stanton-Salazar (1997, p. 17) so aptly asserts, the central problem at the core of an 9 analysis of relationships between the community and the principal is the "construction of interpersonal trust, solidarity, and shared meaning in the context of institutional relations."
From this perspective, principals can be embedded in a web of interpersonal and social networks from which they can draw resources to legitimize decisions based on values. This type of decision making leads to three results: (1) successful reconciliation with responsibility and accountability, (2) successful relationships between the school site and its community as well as (3) a successful career for the principal.
Data presentation and analysis
We now turn to two case studies that illustrate how principals rely on bureaucratic processes to make decisions based on factual premises but draw on social capital to legitimize decisions based on values premises.
Marshall Elementary School: A case of bureaucratic control Background
Marshall Elementary School is an outstanding school. The principal, teachers, and parents have had positive working relations for several years because the school's site-based management is a balanced one with all parties exerting equal control. However, a teacher's arrest has highlighted the role of the principal as possessing the responsibility and authority for the school's well-being. The principal explains, "There is no backing down on this. I am responsible, but because I have all of these connections--the teachers and staff understand; the parents support my situation; and the community trusts me--I am able to act decisively. Challenges to dismissing the teacher are not perceived as justifiable."
Mr. Daniel Masters is one of twenty elementary principals in a district that restructured its schools five years ago. At first, the elementary school principals did not think that there were many changes; parental involvement in a small community is not difficult to acquire. But, as Mr.
Masters explained, a site council had to be created, and decisions previously determined with central office advice and coordination were now a site responsibility.
The staff and faculty were cooperative and, with their consent, subcommittees were formed to help in determining programmatic needs and budgetary priorities. The school's parent/teacher association served as part of a well balanced team consisting of the principal, teachers, staff, parents and community members. Members of the site council were pleased with the way they worked in designing programs for students, assigning teachers, establishing budgetary priorities, and fund raising. The superintendent credited Mr. Masters by describing him as A principal for the 21 st century, inclusive, patient and able to attend to those who call on him. He is a person who trusts his teachers and the site council, and is trusted by parents and teachers. His school always appears to be one that is almost totally free of unpleasant incidents.
One of the teachers described Marshall Elementary School:
It is in many ways a dull school, but it is because of that, that we can have excellent musical assemblies, well-attended PTA-sponsored meetings, and drama presentations. It is also because of that characteristic that our students perform very well in all of the standardized tests and any other type of test which we might administer. In short, this is a very good elementary school.
Almost everyone agreed that Marshall Elementary School is close to ideal. Teachers, parents, and community members contribute and participate with confidence.
Decision based on factual premises
But an incident occurred that disrupted this smoothly working organization. One of the teachers was arrested for being involved in a hit-and-run accident. A child was seriously injured, but the teacher did not stop. For several days, police searched for the responsible person before the teacher was identified. After being arrested, the teacher admitted guilt; Marshall Elementary School's peaceful state was severely shaken. Mr. Masters described what followed:
The most amazing thing to me was that I did not have anybody say, let's call a meeting and discuss the matter. Instead, I had calls from individuals who told me I had to dismiss the teacher. What I learned is that there are parameters for sitebased decision making. The principal is ultimately responsible. That is one occasion when you take the lead.
Mr. Masters proceeded through the dismissal process. He received help and advice from the legal community. The formal support for this action was lodged in the bureaucratic structure of the district's organization rather than the web of interpersonal and social relationships that spanned the school district. The decision was based on a factual and legal premise, where correctness could be discerned. A principal from a neighboring school district mused about Mr.
Masters' situation. "As you can see, when it comes to sensitive issues, like one with personnel, the principal has to step forward."
The school board president was more realistic about the principal's position:
Unless we give the site council authority to deal with hiring and firing the staff of the school, it is the principal who must do that. I believe most site council members and others would rather have it be that way. They will provide unseen and unspoken support or, in other words, they will not interfere.
Dismissing a teacher is always a serious issue for an administrator. Site-based management sometimes delegates authority over personnel matters. This case illustrates that even when a school and its community have a history of interdependence, or social capital, it is not adequate or appropriate for certain factual decisions. In other words, although the principal had social capital available to him, as the official of the organization, the act of dismissing a teacher was solely his responsibility.
The application of the construct of social capital provides a means for distinguishing (a) types of decisions, (b) why others besides organizational officials must be involved in decision making processes, and (c) the degree and type of involvement necessary for particular types of decisions. Social capital operates as a visible support for various actions related to the good of the school, but it can also avert challenges as an invisible support when necessary.
Pacifico High School: A case of using social capital Background
Pacifico High School is located in a medium-sized, middle-class city. During the past decade, the city has encountered rapid growth, changes in its demographic composition and increasing service employment. The school, likewise, has seen changes in its student body and teaching corps. The most recent, dramatic change was the replacement of the retired principal.
Four factors contributed to the appointment of Frank Sharp as Principal of Pacifico High
School: (1) student achievement was dropping, (2) teachers were retiring and/or leaving, (3) the school board adopted site-based management to address the above mentioned issues, and (4)
Frank Sharp had experience as a site-based management principal.
Two major groups contributed to Sharp's appointment: long-time residents who remembered their school as one with high achievement and a positive image, and newcomers who wanted to be part of the community and its associated status.
A smaller group consisted of community members who felt the newcomers should not be welcomed, that the deterioration of their community and school was due to their presence, and that the school should exclude the group from the quality programs and activities.
Other groups and individuals moved in and out of discussions, meetings, and confrontations. However, the two major groups provided the network producing the social capital necessary for school-site based management success and Mr. Sharp's accomplishment of his mandate.
Decision based on a value premise
Pacifico High School's principal, Frank Sharp, drove up to the lot, parked his car and hurried to his office. Before him was the announcement about his decision to change the master schedule, abandon remedial courses, and add academic and advanced placement courses. For the past seven months the principal had met and discussed this issue with many groups before making this decision. He described his situation this way:
When I was appointed to this high school I had some experience with site-based administration. What I was unprepared for was the fact that I had to call on every resource I could possibly think of and today I realize that I can make the decision to change the master schedule because I have a network of supporters that is stronger than the network of challengers.
Mr. Sharp was referring to the social capital he brought with him when he was hired and the capital he had been accruing.
When Mr. Sharp examined the school's student performance profile, the teachers' productivity record, and the master schedule, he concluded that one way to improve student performance broadly across all grade levels and subject areas was to dramatically alter the instructional and curricular program. Mr. Sharp took several steps to determine a strategy. During the first week he enrolled at the local university's evaluation and management classes, talked to school officials from his former and present school districts, and met with the school site council.
The readings from the university classes and his association with some professors and other students led him to think that changing the master schedule would be the most efficient way to restructure relationships within the school. His interaction with principals from his former and The school site council meeting and its members were the first link to the school district's community. Coleman (1988) , Granovetter (1973) , and Stanton-Salazar (1997) note that social capital resides in networks and is embedded in webs. Each site council member was connected to someone and/or to some group and the combined connections within the council consisted of a dense and extensive network of interpersonal relationships, which could be called upon for resources and support. Each of the council members possessed a degree of authority lodged in both the community and in the community's connection to the school. This authority could be relied on by both the community and the principal.
School site council members were not only connected to community members, but to faculty and staff members of the high school and school district as well. For Mr. Sharp, these connections between faculty and staff members and parents and community members and groups were a source of social capital.
In time, Mr. Sharp determined where these connections were absent, weak, or flawed. To create additional social capital, Mr. Sharp would have to make arrangements for faculty members to interact and be involved in various activities among themselves and with parents and community members. Increasing the amount of time spent in interaction and activity, bringing enthusiasm and energy to meetings and activities, and sharing services with each other strengthened the ties between all parties.
Meanwhile, community, board, and council members requested changes in instruction and extra-curricular activities and test scores. The news media and memoranda from the state and county reminded the principal that the schools' performance had to improve. Groups of parents who felt their children had been ignored also communicated their concerns to Mr. Sharp. The most nagging concern was the persistent question: How does Pacifico High School compare to others?
Small committees of faculty were formed to think of ways to improve student performance.
Mr Sharp attended many of these discussion sessions, where many ideas surfaced. By the end of the first semester, ideas related to changing the master schedule were gaining ground, but three issues were most interesting to Mr. Sharp: the number of groups that had formed, the connections between the groups, and how those groups acted as enablers or constrainers. He described how his style of working was changing:
I started to realize that I could no longer say I would like this or that; instead I was saying, we should probably try this, or as you were saying, maybe, this is a good idea, a good step. Beyond that I found myself with a decision which had been formulated in the context of the heated discussion. Later, I would think, that was lucky, everybody agreed. For example, the math teachers now know that freshman students will take algebra, period. No more review math.
As conversations with the school staff progressed, relationships grew between him and others as well as between the school staff members. A web of relationships was being developed based on the search for improving the performance of Pacifico High School's students. Other networks of relationships were being reinforced or created beyond the school, out in the community through each staff and faculty member's connection to others outside the school. The norm of high school performance was being enforced through all of the critical actors.
Responsibility and accountability, as well as authority, were being shared among all parties to bring about improved school-wide performance.
Changes in the principal's role
The principal and site council members played an important role in drawing the parents into the process. Teachers and site council members agreed to connect with their students' parents. Parents also agreed to link themselves to other parents and community groups. As each of these groups worked together, it seemed to most that the best means to improvement would be to change the master schedule. Students and parents would know there would no longer be remedial or "mock" courses available. They would know that each course contained substance and required responsibility from students and parents. Subsequently, the middle and elementary schools began to consider what they could do to ensure that their students would be ready for Pacifico High School. The seven months of intense work at Pacific High School triggered reactions from the business community and other organizations. Some offered their support and/or resources to help in the transition and to carry out the changes. Many forms of capital were created and apparent. Reciprocal obligations and expectations were being developed, norms toward high achievement were being adopted, and trust in the principal's intentions and decisions was being built.
Two points must be emphasized: (1) individuals were linked to other individuals, creating networks among themselves and groups embedded in complex webs for common goals, and (2) the principal actively arranged for these linkages to form and be maintained by establishing common goals, interpersonal interactions and continuing activities. The density of the network and the degree of embeddedness ensured closure; the permanency of the network ensured stability; and the shared value of improving students' performance became the norm.
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These changes were not approved and accepted by everybody. Most joined, but some teachers and staff members retired, resigned or transferred. Some community members and one council member did not accept that all students enrolled at Pacifico High School could fulfill the academic requirements of the new master schedule. These challengers had their own network of supporters, but the network that Mr. Sharp had been instrumental in constructing consisted of horizontal and vertical relationships, and both weak and strong ties, forming a dense and extensive web. Within the school, all subject areas and students would be affected. Within the community, the performance of all students was being addressed. Groups who were previously ignored now received attention, and parents were expected to support and defend their children's interest and educational program.
Mr. Sharp's leadership in sessions and meetings was subtle. Mr. Sharp described his role: arrived at. It is hard to be a leader of this sort because it takes a lot of patience and you cannot expect to have a list of personal accomplishments which you can claim as yours and yours alone. Although a difficult part of our work, I find being in the middle of the web, the ringmaster, so to speak is a good place to be at. that we get together to work on things that will improve our school."
The master schedule was changed. Teachers' assignments were altered. Expectations for students were raised, and students' course programs were revised. Parents' relationship to the school, the principal, the teachers, and their children was changed. Parents were expected to monitor their children's programs and progress. Teachers were expected to relate to parents, and parents were expected to view the school as a friendly place. Other community members also changed their relationship to the school and principal. The local university professors were linked to the school. Some teachers enrolled at the university. Some university graduates became teachers of Pacifico High School. Some of the businesses, hospitals, and other agencies agreed to work out internship assignments for students. All of these connections generated social capital for the school.
Social capital is a resource that can help schools to fulfill their purpose of preparing a future generation of citizens. School performance is one indicant, but there are others such as youth productivity in the community. The school as an institution possesses social capital which can be turned into a resource or support for the community. At Pacifico High School, the students formed Saturday clean-up days, Sunday crafts display days and other activities that improved the community. In this way, the school provided social capital or resources for the respective groups, agencies, businesses, and other organizations.
Is student performance improving at Pacifico High School? Incrementally, improvement in student performance is being encouraged or noticed in several ways: (l) Students' programs are 20 academically rigorous; (2) Students' classes can no longer be associated with students' race, ethnicity, or gender; classes contain students from every different group represented on campus;
(3) Students' grades are creeping up; and (4) Student performance on a standardized test shows a slight improvement.
Mr. Sharp is anxious to find out how next year's class will more closely reflect whether the site-based decision making and the changes of the master schedule have made a difference or not.
Conclusion
These two cases illustrate how site-based management places principals in the position of having to make decisions of two general types that engage stakeholders both within schools and in their external environments. The case of Marshall Elementary School, which concerned a hit-andrun accident involving a teacher, required the principal to make a decision premised on facts and evidence, necessitating a legal and, thereby, technically "correct" solution. The case of Pacifico High School demonstrates how a decision premised on a value, the importance of a particular aspect of student performance, called for the use of social capital to produce a process where all parties participated, assumed responsibility and were held accountable. Taken together, these cases reveal that principals rely on different sources of legitimacy in making two kinds of decisions: Factual decisions legitimize principals' use of legal and bureaucratic control without requiring the investment of much social capital. Values-based decisions are legitimized by the use of social capital without the benefit of much legal and bureaucratic control.
Site-based management has increased the complexity of the principal's role, as evidenced by their having to distinguish factual from value decisions on a daily basis. The increasing heterogeneity of school communities can escalate controversy over decisions premised on values.
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Thus, social capital becomes an increasingly important resource that principals can invoke to acquire consensus and reconcile differences. Moreover, principals may not only use social capital as a resource but can also create and maintain social capital for the benefit of the school and district. Because social capital consists of social relationships, the principal's role requires building social networks among and between individuals and groups associated with schools.
Conversely, social capital in schools is available for use by their surrounding communities to pursue community development and, hence, prosperity.
